According to international standards, performance audit is an independent and objective process for reviewing the economy, efficiency and effectiveness of a government"s program, organization, and/or activity in order to evaluate public management"s performance. The relevance of the matter prompted the present study, which aims to inquire if, when conducting performance audits, Supreme Audit Institutions analyze a procedure"s effectiveness, that is to say, the impact that determined government spending had on the program"s target population. In order to do so, a questionnaire was applied to auditors of Public Audit Institutions from several countries. As a preliminary result, our research concluded that the majority of auditors conduct economy, efficiency and efficacy analyses, but rarely assess the effectiveness of government spending.
it was also essential to monitor the results.
Financial and conformity reviews were no longer sufficient for governmental audits to assess this new model of public management, as it was now also necessary to examine government spending performance regarding economy, efficiency, and efficacy (Araujo, 2008) , a process that became known as performance audit. Pollitt et al. (2008) 1 endorsed this stance by affirming that performance audit emerged as a distinct form of assessing government spending as Western European, North American, and Australasian governments embarked on their extensive public management reform programs. Performance audit has become more significant in several countries since then. It even constitutes the main activity of several SAIs (Pollitt et al., p. 28) because of the substantial transference of productive activities to the private sector (either a complete transference or through public-private partnerships), with the State acting basically as an economic regulator. According to UK National Audit Office [NAO] (1997, as cited in Pollitt et al., 2008) , two-thirds of governmental activities are now executed by (regulatory) agencies. Thus, the involvement of the private sector on State-funded programs has increased, causing the execution and the results to be more important than the process.
However, it is more difficult to measure the production (or output) of public entities in monetary terms as basic notions of profit and investment return do not apply. Thus, it became necessary to conduct more substantial examinations that could also assess the results obtained, i.e., the activity"s impact on its target population.
Both administrators and citizens, in general, are concerned with whether financial accounts are correctly accounted for and without misappropriations. Yet, they are even more interested in knowing if government spending has been effective if it proceeded in an economic manner, and if public policies had a positive impact on people"s lives. Providing an answer to such questions is part of performance audit"s appeal.
Hypothesis
Given the context presented above, the hypothesis to be examined in this article is that SAIs, although they have legal attribution, rarely evaluate the effectiveness of public expenditure with regards to the impact on the population.
In order to exam the aforementioned hypothesis, we organized the remainder of this paper into three sections and a conclusion segment. Section two starts with a brief literature review on the historical evolution of performance audit, following a comparison between definitions of performance audit according to the International Organization of Supreme Audit Institutions [INTOSAI 2 ] and the norms applied by some of the main SAIs. It ends with the presentation of the methods used in the elaboration of performance audits. Section three, on its turn, presents the fieldwork this research is built on and proceeds with the analyses of the collected data.
Performance Audit: Evolution and Current Context
As stated by Araújo (2008) , the first official record of economy and efficiency evaluation in public management dates back to 1971, when the concept of "Comprehensive Audit" was presented at the INTOSAI Congress, in Canada. According to this new concept of auditing, the accounting responsibility examination that was already in play was not enough. It was necessary to include administrative and programmatic responsibility, which entailed evaluating economic and efficiency matters regarding the allocation of public resources. Furthermore, this new audit model, also known as integrated audit, could assess the scope of government objectives taking into account the costs and the objectives met.
In 1972, the American organization responsible for Audits, Evaluations and Investigations, the Government Accountability Office [GAO] published the first version of the book "Standards for Audit of Governmental Organizations, Programs, Activities, and Functions", which was last officially reviewed in 2011. Even on that first edition, the book pointed to the need for an extensive audit of institutions that manage public resources, in accordance to the concept of the comprehensive audit presented at the INTOSAI Congress in 1971 (GAO, 1972, p.2) .
In 1976, these concepts were presented at GAO"s 9 th Annual Seminar. In that occasion, the auditing of aspects such as economy, efficiency and effectiveness was named performance audit (Morse, 1976) . The Lima Declaration of Guidelines on Auditing Precepts, formulated in 1977 at the IX International Congress of SAIs in Lima, Peru, globally consolidated these concepts: Section 4. Legality audit, regularity audit and performance audit 1. The traditional task of Supreme Audit Institutions is to audit the legality and regularity of financial management and of accounting.
2. In addition to this type of audit, which retains its significance, there is another equally important type of audit--performance audit--which is oriented towards examining the performance, economy, efficiency and effectiveness of public administration. Performance audit covers not only specific financial operations but the full range of government activity including both organizational and administrative systems. 's audit objectives--legality, regularity, economy, efficiency, Despite the existence of several international standards concerning performance audit, all of them address the same criteria: Economy, Efficiency, and Effectiveness of public activities.
The Supreme Audit Institution
ISSAI is INTOSAI"s Professional Standards framework, which is structured on four levels. Level 1 (ISSAI 1) was presented at the INTOSAI Congress in 1977 and states the founding principles applicable to every auditing of the public sector regardless of its form or context. Level 2 (ISSAI 10-99) establishes the prerequisites for the satisfactory functioning and professional conduct of SAIs, e.g., independence, transparency, accountability, ethics and quality control. Level 3 (ISSAI 100-999), on the other hand, presents the fundamental auditing principles for each type of auditing: Financial, Performance and Compliance. Finally, level 4 (ISSAI 1000-4999) translates the founding principles into more specific and detailed auditing guidelines, which can be used to perform audits and also as the audit standards for countries that have not yet elaborated them. The ISSAI 300 standard, on page 2, designates Performance Audits as follows:
Performance auditing carried out by SAIs is an independent, objective and reliable examination of whether government undertakings, systems, operations, programs, activities or organizations are operating in accordance with the principles of economy, efficiency and/or effectiveness and whether there is room for improvement. (highlighted by the author)
The same standard ISSAI 300, on page 2, terms the principles of economy, efficiency, and effectiveness:
1) The principle of economy means minimizing the costs of resources. The resources used should be available in due time, in and of appropriate quantity and quality and at the best price.
2) The principle of efficiency means getting the most from the available resources. It is concerned with the relationship between resources employed and outputs delivered in terms of quantity, quality, and timing.
3) The principle of effectiveness concerns meeting the objectives set and achieving the intended results.
The Generally Accepted Government Auditing Standards (GAGAS), commonly referred to as the "Yellow Book", are produced in the United States by the GAO, and apply to both financial and performance audits of government agencies. According to GAO latest official edition from 2011, performance audits provide objective analysis to assist management and those charged with governance and oversight in using the information to improve program performance and operations, reduce costs, facilitate decision making by parties with responsibility to oversee or initiate corrective action, and contribute to public accountability.
Performance audit objectives vary widely and include assessments of program effectiveness, economy, and efficiency; internal control; compliance; and prospective analyses.
Audit objectives that focus on program effectiveness and results typically measure the extent to which a program is achieving its goals and objectives. Audit objectives that focus on economy and efficiency address the costs and resources used to achieve program results. p. 18) The UK National Audit Office (NAO) also uses the three criteria 4 to assess the value for money of government spending i.e. the optimal use of resources to achieve the intended outcomes. (Retrieved from https://www.nao.org.uk): I) Economy: Minimizing the cost of resources used (inputs) -spending less; II) Efficiency: The relationship between the output from goods or services and the resources to produce themspending well; and III) Effectiveness: The relationship between the intended and actual results of public spending (outcomes) -spending wisely.
Australian Audit Courts, in its turn, apply the ASAE 3500 (Australian Auditing and Assurance Standards), which defines that the objective of performance engagements is to evaluate the performance of an activity with respect to economy, efficiency and/or effectiveness against the identified criteria. Performance engagements may include an examination of: a) Economy, efficiency and/or effectiveness:
(i) In terms of management systems or an entity"s management in order to contribute to improvements;
(ii) Of the operations of an entity or an activity of an entity; The Finnish manual considers that the fundamental viewpoint in all performance audits is sound financial management or, in other words: economy, efficiency, and effectiveness. Sound financial management means that the responsible authority promotes the optimal use of resources to achieve intended outcomes with the lowest possible costs. This is based on the principle of economic rationality, according to which public resources should be used to achieve the greatest possible benefits. Each audit focuses attention on both: objectives and the costs of achieving them. I) The principle of economy means minimizing the costs of resources, with due regard to quality. The resources used have to be available in due time, in and of appropriate quantity and quality, and at the best price.
II) Efficiency is defined as the extent to which resources are used such that a greater level of output is produced with the same level of input or a lower level of input is used to produce the same level of output.
III) The principle of effectiveness concerns meeting the objectives set and achieving the intended results.
Finally, the European Court of Auditors understands performance audits as analyzing a public intervention in terms of a set of financial, organizational and human resources mobilized to achieve, in a given period of time, an objective or set of objectives, with the aim of solving or overcoming a problem or difficulty affecting targeted groups. The use of logic models can help the audit team to identify and set out the relationship between the socio-economic needs to be addressed by the intervention and its objectives, inputs, processes, outputs, and outcomes, which include results and impacts (longer-term effects of the intervention 
OUTCOMES EXOGENOUS FACTORS
It is important to point out that one can measure the economy and efficiency of government spending without leaving the organization, while effectiveness requires an investigation of results/impacts with the target population. Its assessment is, therefore, of a more complex nature.
In order to perform audits that focus on economy and efficiency principles, one needs to conduct a process evaluation which, as stated by Gertler et al. (2016, p. 16) , "focus on how a program is implemented and operates, assessing whether it conforms to its original design and documenting its development and operation". To audit the effectiveness principle, however, it is necessary to perform an impact evaluation, which is, according to Gertler et al. (2016, p. 328) , "an evaluation that makes a causal link between a program or intervention and a set of outcomes. An impact evaluation answers the question: What is the impact (or causal effect) of a program on an outcome of interest". In other words, to ask what would have happened to the target-population if the government spending had not occurred? Barros (2012) supports this definition by stating that the impact of a program is defined as the contrast between two situations: a real one (the situation of the participants after the program is completed) and a hypothetical one (the situation they would be in had they not taken part in the program).
Process and impact evaluations also differ on the methodology applied. While the use of surveys, interviews, direct observation and descriptive statistics apply to process evaluation, according to Gertler et al. (2016, p. 8 ) every impact evaluation method addresses the cause-effect matter in some stance:
To be able to estimate the causal effect or impact of a program on outcomes, any impact evaluation method chosen must estimate the so-called counterfactual: that is, what would have been the outcome for program participants if they had not participated in the program. (highlighted by the author)
In practice, impact evaluation requires that the evaluation team find a comparison group (also known as control group) to estimate what happens to individuals who do not take part of the program and then make comparisons with the group that has participated in the program (also known as treatment group).
In their research originally published in 1999, Pollit et al. (2008) affirm that although SAIs displayed a predisposition to try new methodologies, they tend to apply consolidated and widely employed techniques. As a result, performance audit still had, as its core, a lot of the traditional audit. Furthermore, the researchers stated that they encountered some difficulty to analyze the methods applied in performance auditing. Partially because several reports use a variety of methods within the same study while others do not disclose much information on the methods eventually applied.
This matter was further analyzed by an INTOSAI workgroup which acknowledged that performance audits could be performed through a variety of methods and techniques, e.g.: focal groups, benchmarking, comparative studies between the situation before and after the program was implemented, quasi-experimental design, cost-benefit analysis, and cost-effectiveness analyses. Yet, according to Pollitt et al. (2008) , most SAIs developed conservative organizational cultures in which its higher-ranked agents opt to perform their activities in the safest way possible. Hereof, a new work methodology could be considered strange, unreliable, or unfair to the audited agency 6 . Additionally, the SAIs themselves could have limited knowledge of the technique to be used what could lead to a wrongful conduction of such. The research also affirms that standpoints on good management practice were the standard most frequently and dominantly applied. In other words, in practice, many performance audits still assess compliance according to notions of good procedure instead of applying criteria for efficiency and effectiveness evaluation. Finally, the mentioned research concluded that analytical studies concerning efficiency and effectiveness were an exception, that is to say: many SAIs rely mainly upon interviews and document inspection instead of employing more sophisticated analytical techniques.
The variety of subjects, scope and approaches SAIs apply in their performance audit reports makes it impossible to frame their answers in one model. A similar struggle was presented by Pollitt et al. (2008) when describing how key-terms are not translated into equivalent terms in different languages -nor are their meanings entirely stable. Even within one national language, one can find significantly variable definitions of objectives, targets, effectiveness, efficiency, etc. Despite clearly stated in the standards, terms vary in meaning in different languages and even within the same language. In that respect, Pollitt et al (2008, p. 143) explain:
"it was clear to us that the equivalent term for "effectiveness" in Sweden had been used over the years in a number of different ways within the RRV (National Audit Office). Besides, in several interviews conducted in several SAIs, it was clear that those interviewed used some criteria concepts in a very vague sense and also that they were variable." Some SAIs, for instance, consider the exam of a program implementation as an effectiveness examination, while it should be seen as an efficacy evaluation. Difference between both concepts can be found in Gertler et al. (2016, p. 11): "In the early days of impact evaluations of development programs, a large share of evidence was based on efficacy studies: studies carried out in a specific setting under closely controlled conditions to ensure fidelity between the evaluation design and program implementation.
By contrast, effectiveness studies provide evidence from interventions that take place in normal circumstances, using regular implementation channels, and aim to produce findings that can be generalized to a large population" (highlighted by the author).
Aiming to identify weather SAIs are currently undertaking performance audits focusing on the principle of effectiveness through the impact evaluation of government spending, the present study was conducted with Court of Accounts auditors from different countries. The research methodology and analyses of the data collected are presented in the following section of this paper.
Fieldwork Research -Methodology and Data Analyses
Santos (2006) provides a classification of academic research according to its objectives, which can be explanatory, descriptive or exploratory. Concerning the sources to be investigated, the author separates them into bibliographical, derived from laboratory experiments, or fieldwork. He also affirms that data collection procedures required to gather the necessary information to construct logical thinking about a fact, phenomenon or process can involve experiments, case studies, bibliographical or documental research, action research, participant research, quantitative research, and qualitative research.
From these initial concepts it was defined that the methodology for the present research has an exploratory objective, the sources used being the bibliographical and the performance audit reports received, and whose procedure of data collection was a qualitative research carried out through a questionnaire sent via email to SAI auditors from various countries. Considering the academic status of the present research, the decision was to directly contact the auditors responsible for conducting performance audits in each institution. As a result, one must stress that the answers provided reflect the personal opinion of each agent and not the official position the institutions may have regarding this auditing modality. As of the writing of the present paper, auditors from eighteen SAIs had answered the survey and a few also provided performance audit reports they have written.
Even though the surveys were sent to public sector auditors from SAIs of over sixty countries, besides the European Union, the answers so far received come all from countries where, according to literature, the NPM was more strongly enforced when compared to countries with a strong Rechtsstaat or with rooted traditions in Administrative Law. The material gathered enables a number of studies of performance audits from different perspectives. However, in order to delimit the current study, the analysis here presented will be restricted to audits that examine effectiveness which, according to The World Bank"s definition (Gertler et al., 2016) , are those performed by an evaluation of impact. Through the analyses of the information received one can observe that the themes audited significantly vary. A contrast that can be partially explained by the fact that among those who answered the surveys there were federal, state and city auditors. A few SAIs opted to narrow their scope: education, health, and infrastructure. Others, instead, affirmed that: "Our performance audits can focus on organizational structures and financing systems, the steering and management of activities, outputs and outcomes, the economy and effectiveness of activities or the impacts of activities."
According to international standards, performance audits must set a clear goal which must be connected to the principles of economy, efficiency, and effectiveness. When questioned about which principles were regularly examined almost all of the eighteen SAI auditors mentioned effectiveness. Assuming that impact evaluation is necessary for verifying the effectiveness of policies, programs, and government spending, our analyses proceeded to verify the methodologies employed on the performance audit reports that mentioned the principle of effectiveness.
The concept of methodology here used does not refer to the strategy applied to the undertaking of performance audits itself, but to data collection procedures which enable a quantitative analysis of the object that is being audited. The TCU elaborated a manual in 2010 in which it defines several data collection techniques such as surveys, interviews, direct observation and usage of existing data. The last is the object of the present research. According to the Manual: Data analysis is usually an interactive procedure. That is to say that preliminary analyses are done during the planning stage and, as the audit progresses, the analyses are refined. A wide range of analysis techniques can be used when conducting a performance audit, including multivariate statistical analysis, data envelopment analysis, regression analysis. (TCU, 2010, p. 66 , highlighted by the author).
One could also observe that most reports from the sample 7 define effectiveness as the achievement of preset goals and not as the impacts verified. The following passages drawn from reports analyzed are representative of this matter:
Audit Report 1: "The effectiveness of the public administration can be assessed by comparing the planned and attained results and estimating whether the proportion between the resources used and the results achieved is optimal." Audit Report 2: "Audit objectives that focus on program effectiveness and results typically measure the extent to which a program is achieving its goals and objectives." Audit Report 3: "Whether the use of resources and instruments in government administration are effective with a view to the goals set by X for the area." Audit Report 4: "To enable the Ministry of X to assess the effectiveness of addiction programs, the Ministry should work to:
• establish acceptable targets for the indicators; and
• measure and report on variances between results achieved and established targets, and implement corrective action where needed." Audit Report 5: But the effectiveness we only check the indicators of being effective so the focus is on achieving targets and Key Performance Indicators -KPIs, as well as checking if the plans are well designed and SMART 8 . Nevertheless, not all SAIs understand effectiveness as the achievement of goals, as it can be seen in the following excerpts from some sample reports:
Audit Report 6: "The purpose of the audit was to assess the economic efficiency of entrepreneur education by examining the costs arising from the education and the process of purchasing the education services. The effectiveness and success of the education were assessed by analyzing the labor market situation of the participants after they had completed the courses.
Entrepreneur education provided the participants with better employment prospects but generated little income for them
The review covered the period between 2011 and 2015. The individuals selected for the assessment took part in entrepreneur education during 2014. The members of the control group did not take part in entrepreneur education or did not use other employment services during the same period. Based on the analysis results, entrepreneur education has improved the participants" employment prospects by an average of ten percentage points between 0.5 and 1.5 years after the education. Entrepreneur education has also led to a slight increase in the entrepreneur income of the participants." Audit Report 7: "Immigrant students and the effectiveness of basic education. The main question asked in the audit was: How well does this overall objective apply to immigrant students? Firstly, the issue was approached by comparing the effectiveness of basic education among immigrant and native students. Effectiveness was measured using the PISA 2012 (Programme for International Student Assessment. See www.oecd.org/pisa/aboutpisa) test scores of 15-year-old students. Secondly, it was examined how immigrant students have been supported in the learning of X and their own mother tongue by the age of 15. Thirdly, it was examined how immigrant students prepare for upper secondary level studies. As immigrant students are not a homogeneous group, consideration was also given to the effect of their country of origin and their age of arrival.
After statistically controlling for the grade of the student the performance gaps in mathematical, reading and scientific skills decrease by about 40 points (especially between first-generation immigrant and native students), which roughly corresponds to one school year's studies." Audit Report 8: Impact of innovation support measures on the competitiveness of companies. Has the state supported the innovation of companies effectively?
The National Audit Office audited whether the support in the amount of ca X million euros, which was paid out during the period of 2007-2013 to promote the innovation and growth capacity of companies, has had any economic impact and thereby improved the competitiveness of companies. The audit assessed whether the measures have increased the companies" sales revenue, export sales revenue, added value and added value per employee, and whether it has improved the cooperation of companies with other companies and/or research and development organizations.
To find out the impact of support measures on the competitiveness of enterprises, NAO analyzed four non-performing economic indicators (sales revenue, export revenue, Added value and Added value per employee) of the recipients and of the enterprises that did not get the support. Changes in the economic indicators of beneficiaries were observed after 1 or 2 years from the ending of the project. Retrieved from http://www.intosai.org/issai-executive-summaries/4-auditing-guidelines/general-auditing-guidelines.html.
